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Foreword

Two words that are widely current In discussions of Latin American

education are reform anl decentralization; and the 1115 of overly cex-

tralized and unwieldy educational bureaucracies have been so pervasive

and obvious that reform often begins with attempts at decentralizat.on.

The justification for the anguish and the astivity i3 clear enough; in

5 the face of rapld population growth, the schools are failing to deliver
g services that are adequate qualitatively or nquantitatively. Gubstantial
' proportions of the school-age population are denied access to the systea
E or provided an incomplete or ritualistic travesty of 8 baslc eduvation;

and in some countries, despite herolc efforts at expansion, the absolute

number of illiterates still continues to grow. Still, the past two decasdes
have brought & vast expansion of pumbers eccommodated in some fashion;

and in the coming decade the emphasis 1s shifting to ways and means of
making this coverage a more mcaningful educationa! experirnce {or the
majority of children. |llence, educators, and politicians too, are secking
ways to reform and Improve the schiols. 1n the more tr.ditional nationsl
systems the need for flexibility and adaptability te change leads
inevitably to an examination of the [assibility of decentralization.

This paper examines attempts at decentralization In Veneruela and
Colombla; at 1 ast the word "decentralitation" was used in both attempts
to refora the respective systeas although the writer shows that it had
a very different meaning when applied in the two countries.

1n Venezuela the national sch:sl system was §n fact highly central-
i1ed; local school authorities had little autonomy, and were "authoritles"

in ngme only; and even the most routine declsions were made Lin the Ministry
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at Caracas and passed dowa to the schools. The results, predictably,
were rigidity; lack of responsivesess, ¢ nccially to pressures that were
nore than routine; ard a considerable alienation or distance between
locezl school men and Minisiry officials. Tre sjituation was almost a
classic t1lustration of the alliment de Madariaga attributed to the Spanish
government in its vain attempts to govern .he New dorld before Indepen-
dence--the pan on the distant scene understood but he carried out just
enough of the dlrectives te be comfortable.

The Colombian situation was quite different. liere the states had
so much independence that the national government, empowered by law to
establish policy and standards, was reduced to sending its rmoney out and
hoping for the best. State, municipal and private schools were the common
pattern at both primary and secondary level in Colombia, with the majority
of primary schools state run, and the majority of secondary schools under
private auspices. The national government, which paid a substantial
portion of teaching salarics, did not even have sufficient power to control
the allocation of educational moncy so that it would be spent on cducation
or to enforce standard qualifications for teachers.

Both countries and schovl systems were alike in one raspect--schools
were functioning poorly; wastage was high and the quality of service
wifoermly low,

In the Venerueclin decentreliration the nation was divided into eight
reglons, and all ministries, including educstion, were directed to
e-tablish offices in the regions, to staff thes, and to provide for
regionsl planning, decision-making and control. Paradonically, there was

cortralited decartralization, directed and pushed andg controlied troa
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Caracas, as always. It is early to assess the effect of the Venezuelan

decrntiallzation attempt. The regional offices are established by law

and the feglslation and ordinances writtea, but much wili depend on whether
or rot reglonal offices can be staffed by strong and competent people.

At best, the decentrallzation has been taken only one step and it is not
clear that there will te any increaced aithority or flexibility at the local

district level. But the first move has been made, and {nstead cf one lump

of bureaucrats there will soon be eight.
Colombia with a different kind of problem adopted a different approach,

but used the maglic of the word "decen*ralization" to accomplish almost

the opposite of what the word is gencrally taken to mear. In Colomhia

there were two major moves, and only the first might possibly merit the
term :centralization, in that nine autonomous speclal purpose autherities
were created to handle Jdifferent levels and ¥inds of educational missions.
T.e second comjonent of the Colombian refom--the creation of regional
educstional furds 1.E.F. (Fondos Educaclonsles Regionales).-actuslly
lesscened the sutliority of states In the control of schools. When the Colom-
ble~ states sipned the FER agrcements they accepted the assignment of &
delsgado from the natlonal governnent who had the power to appiove and
disapprove the sllocation of funds for education. The nation now has a

form of contro) ti.at can be used to olock misallocation of funds #nd enforce
standards in teacher qualifications.
The paper also enaalnes the possibilities of future reverssls of the

present p~"icles and plans. One powerful influence that may block further
progress is pressure for politically parctisan patronage. In Yenetuela
the party in power makes good purtisan use of teachers who have & stromg

position at che locsl level, and the power of selection of these teachers

~1
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may not be lightly surrcndered in the future. In Colombia teacning has
been a popular form of local patronage for the state governors, .nd this may
bring attempts to circumvent the assignment of teachers through merit and
training.

The <omparison of the Coiombian and Venczuelan experience is parti-
cularly vseful to illustrats tha* the same word can be used to dascribe
pacnomena that a1« almast completely different, Both countries did what
they had to do, given the situation that confronted then before the rus-
pective reforms. Venezuelan schools were too dependent on the national
ministry; whercas i Colombia the opposite was the case for state schools.
Comparative analysis has the virtue of making both activities clearer in
terms of cach otler. In both cases, it is falr to say that though procedurss
differed sccoruing to the differing situation, the aim was to improve edu-
cation and %o deliver a better servicr to more children. So reform goes
on in the Latii American schools, and it i3 worthwhili to have it confirmed
that there is no “typical Latin American" country or school. Each country
is different; each school systen is differsn:; and each works out its

educational destiny in jts own way.
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EDUCATIUNAI REFORM IN COLLr +1 A0 VINEZIUELA:
AN ORGANEZATIONAL ANZ1Y3DS

This paper offers a general perspective ¢n pollcy-making and policv-
execution within the context of pre- and post-educational refo.m in
Venczuela and Colombja. The flrst stage of the paper identifies pre-
reform decisional problems related to organizational structure and adminis-
trative processes. The second Staje examines the modifications of tlese
decisional problems implicit in the refora movements. The final stage is
a comparison of the Coloabian and Venvzuelan reform movements with respect
to the pre-reform decisional probless and the post-reform systems modifi-
cnlons.l

Guestions of organizational structuvce, policy, and adailnistration
are important at this time in Latin America becduse & nunber of countries
have corcluded that thelr traditioral educational systems are not capable
of meeting rapidly changing and increasing demands “eing placed upon then.
Latin American educatisnal systems can neither deliver adequate services
to thelr populations nor inture that such services, when deliverad, are
appropriute in amourt and kind to the requircments of tha people, in
short, nations forging the infrastzucture of development ave served pontly
by educational systeas designed historical.y tu produce a social elite
and serve agriculturally-based econonies.

In an attenmpt to provide grea*er su.port to the process of soclo-
econonic development, the Verezuelan and Coloobisn governmets have

incorporated s variety of goals into thelr educational reforn movements,
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among others: increased socisl and ecoaocmic sobillty of students, curricula
more relevant to industrializing nations, reduced student dropout, upgraded
teach:r competence, and regionally differentiated education, A wulti-
front #ssault is, therefsre, being waged on educational probl ms in each
country,

Rather than focus on any of the stated goals of the refoms, this
paper exanines the organizational and sdministrative changes necessary to
make the desired outcomes possible, Becsuse the reforms are in an eabryonic
stage of devrlopc~ent, the reforms gs “plans and strategies” will be analyzed
as they reflect changes froa the pre-reform systems. The specific variables

of analysis will be organi-ationsal structure and decision-nmaling authority.

Polic,-nakirg and policy-execution are understood to be forms of decision-
making. Because Venezuela and Colombis are faced with very distinct organi-
taticnal and adwinistrative probless, a comparison of the two will be made
te provide {niight into the relationships between orgenizational structure
and decision-making in large-scale systems.

The analysis is based on duta obt~ qed threugh observation, docunmentsry
analysls, and Interviews conductzd over a period of several months with edu-
cational officials at every level of the organizational hierarchies in hoth

countries,
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Conceptual Fremework

The organjzations analyzed in this paper are the educational systems

of Colombia and Venezuela. Stinchcombe defines an organization as "a stable

set of soclal relatlions deliberately created with the explicit intention
of continually accomplishing some specific purpose."z An organization, then,
Is no wore than a social mechanism designed to bring human and material
resources to bear on an ongolng problem, Becazuse the social mechanism
consists of goal-oriented, interacting human belngs, it is conceived of
85 8 sacla) gystea.’

¥Within the framework of a sccial system, human behavior must be so
ordered that the actions of each nember systematically contribute to a
sequence of activity designed to tccomplish a goal. The baslc organlza-
tional unit which systematizes the ordering of human tehavior 1s the
10l=,

The role Is elaborated here in terms of, among other things, task.
responsibility and decision-making authority. A hierarchy Ls established
in the systen when roles recelye varying degrees of task-responsibility and
declsion-paking autherity. The relationship between roles is referred to

as organizational structure. An organizational structure, therefore, is

a hierarchical network of roles ordered in such a way as to systematipe

human behavior toward achieving z Roal.
Systeaatized human behavior, in Lts Jdynaalc Jorm, Is conceptuallied

as a process. A chief functlon of organizstional structure 18 the ordering

of & series of processes essential for goal achievement. Most organizational

theorists agree that the Jdecision-making precess 1y the center around which

= e R i e St N
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almost all other organizational variables are organized.4

There are, of course, various types of decisions, and each type is
usually made at a specified level in the hierarchy, Policy ¢~ rrocedural
decisions, for exanple, are usually made at the top of the hierarchy.
These decistons establish oLjectives and select the procedures for achieving
the objectives. Executive lecistons are usually made at middle levels and
routine administrative decisions at lower levels of the hlerirchy.s

Social systems theory emphasizes that organitations are made vp of
systems which are subdivided into subsyitems. The dependence of the rela-
tionship hetween subsysteas and systems varies, of course, with each case.
Students, for example. are more dependent op teachers than on janitors for
learning experiences. Thus, there are degrees of independence between sockal
Systems. Gould:er states, “Syster in which parts have a 'high' functional
sutcaouy may be regarded as having a 'low' degree of system interdependence;
conversely, systems ir which parts have "low' functional autonomy have a

‘high' degree of systen ln!udcpendence."6

12
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Pre-reform Organization of Educaticn in venezuela

The natisnal Constitution contains provisions which fix the pattern
of educational organization in Venezuela. In tems of structure, the nation
must permit the existence of three educational systems: 1) national,
2) state, and 3) municipal. Private schools are permitted. The 1,877,212
students registercd in primary and secondary schools in the 1968-69 academic

year were enrolled in the following sys:cms:7

Table 1

Venezuelan Student Enrollment

Primary Secondary
national schools $3.83 percent 69.35 percent
state schools 24.60 percent 1.56 percent
municiral schools 7.20 percent . 2.14 percent
private schools 13.97 percent 26.23 percent
autonemous schools .38 percent -.-
wilitary schools .- .69 percent

99,98 pircent 99.97 percent

Because of the uneven distribution of students $n the systems, edu-
cation In Verezuels tends to *e national educ tlion. A reforn that 1s to
have a far Teaching lepact, therefore, must come through the naticnal
s.hool system, The Ministry of Education §s directly responsible for the

nstional school systew.
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] Prior to “he reform, the Ministry established the academic pregram to «
L which all educatlonal sys*sms were required 1o adhere, although each system i

made Lts own administrative decisions, l.e., hirirg, promot{on, budget
constructlon, stc. These adninistrative declstons, however, we.e made within
& policy framewurk estabiished by the Ministry. (From this point forward,

only the natlonal school systen will be discussea.)

S PR S S

O_rg:nluuonr'_llin;rcl-.; and Authority Structure

In terms of srganizational structure, the 'inlst:y of Education {s the

parent systen (ultimate responsibility and authorlty) whlch has distributed
dependent subsysteas throoghout tie country as a means of carrylng out
educational policy. As illustratec by Flgure 1, the primary school systen

w3s dlvided Into txenty-one reglonal zones, each of which malntained s reglonal

supervisor as the chlef educatlonal officer. The reglonal poncs were sub-

dlvided into districts, each of which maintained a district supervlsor. ‘Mare
vere over 100 districts in Venezuela. The educatlonal officers immediately

under the district supervisor were the local school direclors.s

Tha secondary school brancnes (acaderlc and vocatlonal) malntained

seven reglonal tones whlch were not subdivldes Inte districts, Eazh local

[P

s:00] director was responsible to a reglonal supervisor. A direct,
unbroken chaln of command, therefore, existed From the Ministes of Educatlon

to the local school director.? an {mportant questlon at thls point becomes:

where in the chaln of command were the varlous types of pedagrgleal and i
adninistrative decisfons made, and what were the consequences for the local ‘
school unitt

ERIC
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Decisional Points

The Constitution assigns the. President of Venezuela the task of
creating and maintaining the system of national educ:tlon.lo Through the
Ley de Educacion (Educctional taw), the President delegated the following
responsibility and authorlity to the Miristry of Education: "The Ministry
of Education will centralize the pedagogical activities of all official
school plants in the country and piovide the necessary coordination relative
to the location, construction, equipment, teacher selection, and all that
relates to the current organizstion of educational services, . . ."

This mandate includes, amorg asther things, 1) planning and research
functions for all national educstion, 2) determining the exact nature of the
currliculum {content and teaching technique}, 3) selecting texchooks,

4) defining the examination and evaluation process, 5) training teachers,

6) establishing in-service training programs, 7) constructing the educational
budget, 8) managing the budget (control over all financial transactiens),
and 9) storing ucords.ll These were some of the major decisional areas
with which the Minis%ry had to deal. How then. was this decisional load
distributed throughout the hierarchy?

After studylng the Educational Law, reading the documents that flowed
up and down the organizational hierarchy, and interviewing supervisors from
the bottom to the top of the hierarchy, the writer found it was Impossible to
fdentify any declsions made below the Minlstry lcvel which had any significant
{mpact on the content or direction of administrative or pedagogical processes.
The Center for Adninistrative and Soclal Research of the Venetuelan School

of Public Adninistration reached » sinilar conclusion. The Cunter reports:

16
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Nith respect to the teaching process, the argantzational
hierarchy leaves no room for anyone (at lower levels) to
select alternativet of action designed to reach a specific goal,
nor cal they estsblish any goals. The directives come fron
the Ministry of Education to the Regional Supervisor and
from him to the District and Rural Supervisors who in turn
transmit thea to the School Directors and teachers. The
lines of authority are completely defined; all the plans,
prograns, evaluation methods, etc., are elatorated at the
top of the organization and pransmitted from one level to
another until all members of the school community adopt the
same conduct.

With respect to adninistrative aspects, there are these
few decisions made by the Supervisors: the transfer of

teachers within the same school reglon, and the selection
of teachers to attend in-service training prograns, . . ‘12

The task of the superv.sors, in nther words, is "to provide and
transait sccording to the rulas establisked by the Miristry of Educltion."xj
Before the reform, therefore, the Ministry aade the policy, procedural,
ex¢cutive and, in aany cuses, routine administrative decistions for ths

entite national cchool system,

Consequences Related to Decisionat Points

Concentrating decision-making authority at the top of the hierarchy
had a variety of consequences for the lozal school unit, but the three
Bost notable were decisional time lag, system rigidity, and jsychological
distance. Decisional time Bap {s the amount of time usually required for
the Ministry of Education to respord to a decistonal request initiated by
3 local school. Various types of decisional requests submitted by local
tchool directors were monitored. Exemples of such requests were calls
for additional teachers for unexpectedly high enrollments, replacenents

for worn out or damaged equipment, and repairs for dasaged school buildings.

17
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The school directors usually waited from six to twelve months for decisions
to be made on their requests.

The six to twelve month time lag, it should be noted, included only
fhos. requests which came up unexpectedly during the academic year. All
requests initiated before the academic year began were programmed in
advance and competently handled. The system had no rapid respcnse capabil-
ity for unanticipated developments because the locally based supervisors
had no authority to intervene even in the more routine situations.

A second consequence of concentrating decision-making authority at
the top of the hierarchy was system rigidity. Because a few men at the
top were required to decide upon such diverse matters as acadenic progran
content, school corstruction, personnel, teaching technique, equipwent,
and budget sanagement, there was a tendency to develop one standardized way
of sccomplishing esch task. The scandardized approach simplified the
adninistrative problea at the top, but was not adjusted to the socio-
econonic variance between regions nor to individual student variance (i.e.,
tttitude, aptitude, occupational expectations, etc.)

The rigidity ¢erived from standardited practices also slowed the adop-
tion of new develngments in technique and content. The sane primary school
curriculum, for extmple, was used from 1944 to 1969. For twenty-five years,

every student in Venetuela was subjected to the sane unchanging body of
knowiedge which was developed before ms.“

A thiré consequence is referred to as "psychological distance” and
is demonstrated in a study conducted by Gross, et.al. [In a questionnaire

Lssued to teachers and school directors of a large industrisl city in

Yenezuels, Gross frund the following:

18
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(1) that approximately 75 percent of both the teachers
and directors belleve that "lack of any real under-
standing of a tescher’s preblems by the Ministry of
Educstion’ zonstitutes a serious or very serinus ob-
stacle that blocks a wore effective performance of
teachers;

(2] that 63 percent of the teachers and 78 percent of

the directors view the Ministry's lack of concern about

the problems of their school as a xerious or very

serious obstacle;

(3) that 48 percent of the teachers and SO percent of

the directors feel the Ministry constitutes au obstacle

to improvement in the teachers' performance becsuse it

makes too many important educational decisions; and

(4)  that 45 percent of the teschers and 61 percent of

the directors view the bureauctatic inefficiency of the

MinistTy as a serious handicap to the teachers' conduct.
These findings show that the majority of the directors

and approximately one-half of the teachers do not hold

a positive image of the Ministry of Education and that

they have strong reservations about its understanding

or concern with the educational problems of thelr schools.

In short, the elaborate gmechanisn designed to control decisions from
the capital city often tended to overlook the fact that real human beings
with individual needs and anxieties were trylng to induce decisions which
related to specific sftuations. Where the Ministry saw the probiems in
terss of national statistics, the national school directors saw the problems
in terms ©f angry parents, frustrated teachers, ard a distorted learning
process for students. Because of the extensive "psychologic:l distance”
between the teachers and the decision makers, the local school officials
frequently exercised theit optien to do nothing which would fequite a great
amount of time or create personal anxiety. The consequences of this

practice were often dysfunctional for the educational process as a whoui:,

ERIC
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Conclusions

The Yenezuelan national educatlonal system was made up of suhsystems
(regions and districts) which reported to a parent system (Ministry of
Educatson). Decision-making was concentrated at the Ministry level for
all but the most routine dacisions. Because the subsystems were so dependent
on the Ministry, thelr relationships can be characterized as having exhibited
low functional sutonomy and high system Interdependence.

Consequently, at least three major dysfunctlons can be attributed
to this inter-system relationshlp: i) a declsional time lag on unanticl-
pated riquests, 2) an organlzational rigidity that could not be adjusted
to r~qlonal as well as Individual dlfferences, 3, a "psychologizal distance"
between Minlstry offlcials and local school officlals which had negative

Impllcatlons for motivatlon and morale.
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Pre-reform Organization of Educuiion in Colombia

As in Venezuela, the Colombian Constitution established a federal
system of government, and the educational organization parallels this form
with national, state, and municipal school Systems. Unlike Venezuela, the
large majority of schools in Colombia are state and paivate schools.

There are few national schools, and this characteristic makes the organi-
tational and administrative problems ver, different from those of

Yenezvela,

Organizational Rierarchy and Authority Structure

As in venezuela, the President of Colonbla is popularly elected and he,
in turn, appoints the Minister of Education., As indicated in Figure 2,
the Minister of Educatfon sets educational policy for ail the school systems
in the country; however, the Minlslg executes L“‘ZP_"_‘LE‘.Q‘_‘. _l_‘e_n_

national schools it controls directly. State governments and individual,

private school directors are responsible for implemertirg most of the
educational decisions made in the country.

As s governing body, cach state has a popularly elected asseably; the
governor, however, is appo{nted by the President of the coumtry. The gover-
nor ¢f each state appoints s secretary of education who is the state's
chief educationsl officer. The secretary of education ls responsible to
the governor and the state sssembly, and not to the Ministry of Fducaticn.
This structural feature was at the crux of the pre-reform decisional prob-

leas in Colombia.
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Table 2

1
Celoabisr Student Enrollment !

Primary Secondary
less than
national schools one percent 6.5 percent*
state and munlcipal
schools 80,1 percent 40.0 percent
private schools 19.9 percent 53.5 percent

100.0 percent 100.0 percent

*estimate

¢isional Points and Related Consequences

Because of & national and state separation of powers, the pre-refom
educational systea in Colomhia saintained a relatively decentrallized, formal
suthorit, structure. The Minlstry of Education dictated policy, and the
individusl state and private schools executed policy. Action-oriented
decisiaons (as dlstinguished from policy decisions) were made at the state
level, and the Ministry had limited legsl authority (and little available
aanpover) to intervene.

Every year, each state government appropriated money for state pudblic
expenditures--including education. Decislons corcerning budget construction
and managesent of public expenditures were, therefore, sade at the state
level.

However, over the years the national government played sn Incnasing

role in the financing of state education by sugmenting state public expen-
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diture budgeu.18 The nationai government earmarked money for public
construction, housing, sanitation, edvcation, and transportation. The nation,

however, lost control of the money once it entered into the accounts of 2

State. Most of the national money was allocated for teachers' salaries,

According to informants highly placed in the Ministry of Education,
state government officlals regularly followed the practice of shifting
funds from one budget {tea to another, Consequently, money earmarked for
education was often used for bullding highways or purchasing kealth equipment
rather than paying teachers® salaries.

Accordingly, the state educational systems have traditionally had
difficulty meeting monthly payrolls. Often, teachers were not paid for as
many as five or six months. Teacher strikes in primary and secondary
schools tere comonplace. At the end of each school year, only two or three
of the twenty-three states were able to mcet their salary obligations
coupletely and close thelr financlal books. In short, the state govem-

ments regularly sbused their decision-making authority by not adhering to

aficisl administrative policy as established by the Ministry of Education.

Personnel decisions were also largely in the hands of the state
secretaries of education and the private school directors. Even though
the Minlstry of Educrtion had established a policy governing personnel
astters, the states and private schools decided on all significant matters,
for example: hiring, firing, promotions, transfer, and salary schedules.
Consequently, individusl state governments frequently made decisions which
were not consistent with the officlal personnel policy established by the

Minlstry.
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The Ministry of Education, for example, officially astablished minimum
requirements for hiring primary and :e:vndary schoel teachers. Primary
school teschers wust be normal or secondary school graduates. When hired,
they must be placed in a level of a four level pay scale commensurate with
eheir education and expirience. The States, however, maintained an extra-
lezal fifth pay level for new teachess who did not meet the Ministry's
minimum kiring requiremenu.lg In 1966, approximately 40 percent Of the
primary School teachers employed in the schools did not meet the Ministry's
aininum hiring stmdards.m The hiring of non-qualified teachers cannot
be sttributed to the fact that trained teachers were rot available. In
1965, for example, 5000 students graduated fron normal schools, Of this
nunber, only 1,600 entered the teaching profession.“ In addition, teachers
often were hired when no money was budgeted for their salaries.

tn interviews, the writer received four explanations as to why states
frequently hired teachars who did not meet the Ministry's minimun standards.
The first response offered econon.c reasons: the state budgets did not
provide enough money to hire the gquantity of teachers required at the higher
salary levels appraved by the Hinistry, and the states were therefore
forced to hire unqualified teachers a. an unofficial salary scale far below
the approved scale. The secona response gave political reasons: the state
educational system was used as part of the local political patronage mechan-
sis, and teaching pasts were frequently glven to the party faithful, The
third response concerned personal coafort: qualified teachers did not want
to tesch in rural areas. The fourth Tesponse was a variation of the firse

two: unqualified individuals could be hired to teach at a below-scale rate

™o
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(category 5), and the states did not allocate enough money in thelr edu-
cational budgets to hire teachers who met the miniamum quslifications estad-
lished by the Ministry. The Ministry of Education concluded that the fourth

response was closest to the truth,

Conclusions

By national faw, educational policy was to be established by thes Min-
istry of Education, and the state and private schools were to execute de-
cisions in sccordance with that policy. Because the individual state
secretaries of education were not legally responsible to the Ministry of
Education, the states were able to exercise their wills over their owa
school syrtems., The Ministry had little authority to intervene even in
cases where the states abused deciston-making authority by acting outside
Ministry policy.

The state and private school subsystem, therefore, can be characteritel
ss exhibiting high functional autonomy and low system interdep:ndence.

In Yenezuels, it wiil be remembered, the relstionship was exactly the

opposite.
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Yenezuelan Reform Movement

e e —

The crux of the decision problems in Yenezuels centered around the
concentration of authority at the highest levels of the organizational
hierarchy. Ministry officlals tended to make pollcy, procedural, and
txecutive, as well as cany routine adninistrative declsions for every
subsystem in the national tducational organization. Low-level supervisors
did little more than serve as a cormunication link between the Schools and
the Minlstry. As a result, the systea was characterized by rigldity, a
significant decisional time lag, and a dysfunctional psychologlcal distance

between School teachers ana directors, and the decislon.makers,

National Adsinistrative Reform

The national government in Venezuvela is divided into Hinistries such
as Health, Public Works, Transportation, Treasury, and Educatior. Each of
these Ministries hus historically concentrated declsion-making authority
st the top of its own organizational hierarchy. lnterdapendence existed
among these Ministries because 8 major declsion taken by any one of thea
usually required the collaboration of other Ministries, For erample, &
Secision to eonstruct new highvays made by the Kinlstry of Public Works
necessarily required the spproval and cooperation of the Ministry of the
Treasury, Because of tha mutual interdependence among udinistrles, there
was little opportunity for any one sinistry to delegate 8 significant smount
of decislon-making authority t> reglonal levels. 1f any one Ministry did
delegata authorfty to a regional level, that regional offlce would encounter

avervhelning prodbleas in trying to soliclt tha cooperation of other Ministries
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which mzintained authority at the natioral leve' Therefore, the President
of Yenezuela issued & decree designed to initiate a process of decentraii-
ration that encompassed the entire governmental administrative structusc.
The objective of the decree was to providz? necessary administrative support
to prngrams of regional dev:lomnent.z2

The nation was divided into eight regions, each of which exhibited
common socic-econoric characteristics. Under the reform, all of the Minis-
tries have been directed to establish offices in the eight reg.ons, and
regional activities are to be coordinated by a Regional Planning and
Coordinating Office. The Regional Planning and Coordinating Office is res-
ponsible to the National Plarning and Coordinating Office which reports
to the President. In short, a4 coordinated infrastructure has been created
8t the regional level which has been delegated the authority to plan and
execute specific prograns of development. Thus, any ons regional office
can draw support from the regional offices of other Ministries of the
governaent without having to depend on decisions froa the capital city.

A regional budgeting system has been created which enables the planning,

coordination, and execution of programs from *he regional tevel.
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Nationa) Educational Reform

Consistent with <he President's plan for general administrative

decentralization (delegation of decision-making authority), the Minister

of Education issued a decree progressively establishing cffices in the eight

adninistrative rexions.zs Anong other things, the decree Sts.cs that the
regional offices will: 1) work in confimciion with the Regiona) Office

of Planning and Coordination; 2) act a3 1 mechanism of decisfon-making
(execution), advising, and ccordinating in a1l aspects of pedagogy and
adninistration surrounding programs of educational supervasion; 3) coordi-
nate Plans of action with high levels of the Hinistry of Education; and

4) exercise {unctions of control and evaluation of student, teacher, and
administratc - performance within the region. In short, the above-mentioned
points have redsfined the structure, roles (authority and responsibility).

and processes of the educations) subsystens.

Structural Changes in the llietarchy

As indicated in FiRure 1, the pre-reform System maintained thice
separate branches {(primary, secondary acadesic, and secondary vocational)
at the national, regional, and in the case of primary education, district
levels. Little contact and slmost no coordinated decirion-making existed
between the branches at the sub-ministry level,

Under the reform, ch of the eight regions has been suddivided
into tones and distri.is (see Figure 3).2‘ One supervisor is located at
each level, and he has been piven authority over all three educcticasl

branches. This structiral change should have the effsct of coordirating

N
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decision-naking behavior within and betieen levels of the nrganizational

nleravchy.

Decentralization of Authority

Through the delegation of authority, the decisional polnts have
changsd within the organizational structure. In the area of adninistra-
ticn, the elght repional supervisors have the decision-making authority
tr construct and sdminister thelr budget (to be approved and coordis*ted
by tiie Ministry), hire and fire teachers, sanction personnel (faculty
and students}, maintain faculty and student rscords, and purchase
equigment,

In scsdemic areas, the regional supervisors have the authority to
"regionslize" the curriculum, execute audio-visual aid and puidance pro-
graas, and evaluste student progress. Also, they have general supervitory
control over the execution of scadeaic programs i1 primuvy, rural, sdult,
and middle school rducn!lon.;s

Apparently, the zone and distr.sr levels havs nov baen deiegated
any significant decisica-making suthority. Zone and dist.ict surervisors
wiil continus to function as comaunicatioa links between the schools and

the regional offices.

Conclusions

By way of tha reform mcvement, the Ministry of Education is divesting
ftseif of the authority to make program execution and routine aclainistrative
decisions while retaining the suthority to mske policy and precedural
decisions. A situstion has been created vhich wiil pereit fncreased func.

tional autonomy and decressed interdependence between the parent systes
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and its subsystems. [f the reform movement is effective over time, 1t will,
among other things, reduce the decisional time lag, increase the flexibility
of the scademic and administrative processes, and reduce the psychological

distance between teachers, school dlrectors, and supervising decision-

makers.
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Colonbian Reform Movement

The crux of the decisional problem in the Colombian educaticnal
organizat{on was the peculiar structural-functional relationship between
the Ministry of Education and the individual state governments. The
Ministry was charged with setting education policy for all educational 3ys-
tenms; however, the state government and the private schools were expected
to execute that policy. State governments often exercised wide latitude
in their educational decisions, and sigaificant differences developed
between Ministry pclicy and <*-te practice. The Ministry, in the meantime,
was relatively pcwerless to do anything about abuses of authority st the

state level.

National Reform in Education

In December of 1968, the President of { "onbia signed a decree which
initiated an educational refore move:ient ¢ zned to solve many of the
nation's m: jor educational problens.z6 Progianms were passcd into legls-
lation involving, for example, school construction, curriculum developnent,
athletics, social and natural sciences, cultural development, language
development, university-level reses <h, and the creation of nineteen
comprehersive high schools.

In order to implement these new prograas, the Colombhian government
treated nine gemi-sutonumous .. ucational institutes charged with achieving
distirct progran 10113.27 All ol these institutes have heen delegated

well-defined policy-making and policy:execution suthority to carzry out
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thelr missions. These institutes, however, will nct be analyzed in this
paper because they are being undertaken outside the traditional framework
of the Minkstry of Education. 1n other words, new structures have been
crcated for the new missions, and the leaders are not responsible dir:
to the Minlster of Educatior.

One major program was created within the traditicnal framework ¢
the Ministry of Educstion, and this program sttempts to lmprove the -
cisional problems identified Ln the pre-reform organization. 1t is .:,

the Fondos Educacionales Regional (F.E.R.)} o Regional [ducational F: i

F.E.R. Program

The problem facing the Minister of Education was to create a rian
which would lead the states to execute decisions along the policy 1}
defined by the "inistry. This task had to Le Jone in such » way as 1t
violate nelther constitutional "statec rights™ nor create s political
fight. In short, states would have to agree to giv: up, or at ieast r.
their authority voluntarily. The Reglcial Educationsl Funds (F.F.R.,
program was created to resolve this problen.

A reorganization of the Ministry again hrought forth » clear der.
tion of Its forral decisionai tole: "The Ministry will have the rolc
formulating educational policy, coordinating its execution st the .
level, supervising tho operation of vther organ{tations in the educs:
seltor (state, municipal rnd private), and serving s laancing coor -
m'.ﬁx'."zs The preceeding quotation represents simply » restating of
historic mission of the Ministry. In the writer's opinfon, the F.F.3
prograx is » mec anisa which puts enforcezent "teeth” into this hi<z.

3le,
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Context of the F.E,R. Program

The key to the F.E.R. program is the natlonal woney which year after
year has been sent to the individual ststes to help finance state cducation,
The Minisiry's annual report says, “At the end of 1968 the Ministry sent
a package of ordinances to the state governors which was to be submitted
to the state assemblies for their consideration. The ordinances would au-
thorize the state governors to sigy a contract »ith the nations. government
establishing the characteristics of the national (financial) assistance
and suthorizing the secretaries of education to initiate the rifor-."zg

1n order to make the F,E.R. contract as attractive as possible to
the states, it was presented in 8 seductive form, for example: 1) the
states would not be required to subscribe to the pregram; 2) it was bitled
as a Jecentralization pmfect glving the states greater control over their
systeps; 3) the natfon would invest more money in state education; 4) ad-
visors would t8 prevides hy the nation to assist state secretaries of edn-
catinn in thelr dutles; 5) audlo-visual equipaent would be donated te the
state educational systems; and 6) the natiovnal schools in each state would
be Placed wider iae adninistrative control of the corresponding state
government, Underlying the offer, . owever, was the implication that if
any stare did not sign the tontract, it would not receive any more national
money to support state educstion. AIl 23 states {and the Federa) District)

eventually stgned coatracts,

F.E.R. Contracts

In signing tha contracts with tha Xinistry, the states agreed to

adhers t0 Many wonsiraining clauses. Because the tontent of these clauscs
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greatly iinited the decision-making iatitude previcusly enjoyed by the
states, the states had, in fact, voluntarily si-rendered much of thesyrs
authority.

Among other things, the contracts require each state to:

I, fincrease snnually state appropriations for educ. *ion con-
sistent with the growth of the total stste budget,

| 2. hir only teachers who meet the qualification standa'<ds
established by th> Ministry,

3. teplace all non-gualified teachers (primary and secondary)
withia 2 peried of two years (climinate the illezal cate-
gor,; 5),

4, create positions for supervisors at the ratio of 1 for
every 200 teachers,

' 5, reorganize the state offices of educstion to sgree with
recomaendations of the Ministry,

6, manage the wage-scale and personnel promotions consistent
with Miaistry policy and national law,

7. permit the Ministry to supervise the state budgetary
expenditures in education,

8. demonstrate the availability of funds before hiring
additional teacheis,

9, accept the presence of a Ministry official (a delegado)
who 15 authorized to supervise all matters menticned
{n the contract as well as investigate irregularities
found in other segreats of the state educational systea.
tach state (and the Federal District) has its own F.E.R. fund. The
national and state contributions to the fund must be placed in a bank
account which i$ managed apsrt from the reguisr state budget. Expenditures
for non.budgeted items ¢annot ba drawn from the account without the approval

of the Mintstry's delegado. According to the contracts, if for any reason

the state cannot meet ity obligatory monthly contributlion te¢ the F.E.R,

ERIC
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account or mismanages funds in :hat account, the national contrib.tion

to the fund must be returned lmedh(ety.“o

iarly it was pointed out that the Colombian government recently
adopted & new se* of national educationil poals. [n order to achieve these
objectives, the Ministry of Education had to find a means of controlling
and streaning state adainistrative processes. The F.E.R, Program becane
the nechanism through whizh the Ministry is striving for zaximum state
contributions to the national educational goals.

By agreeing to the conditions of the F.E.R. contract, states have
voluntarily accepted constraints on their decision-making authority.
The Ministry of Lducation now has a tco. to force the states to comply
with offlclal pollcy. At the cnd of the first year of the F.E.R. program,
20 of the 23 states had met thelr financlal obligatlons on tire. This
was very different from ,cevious years vhere cnly 3 or 4 of the 23 states
annually had done so.

In short, under the F.E.R. program there exists a higher degree of
interdependence and & lower degree of functlonal autonomy between the

parent system and the subsystems.



E

O

RIC

Aruitoxt provided by Eic:

-27-

A Comparisun of the Venezuelan and Colomblan Reforms

The tducational organizations cf both nations are similar in the sense
that their respective Coustitutions provide for the existenre of aational,
state. and cunicipal systems of educstion. The difference lies, however,
in the percentsge of students enrolled in the subsystems. As a consequencr
of unbalanced enrollment patterns, educstion in Venezuela tends to be na-
tional education, whereas in Colombla it tends to be state and private
schoul education. The decision-making processes in the two nations, there-
fore, sre Quite dissimilar.

1n both countries, the Ministries of Education sre charged with mzking
policy deciziors which govern the pedagopical snd sdninistrative components
of the educationat processes. 1In Veneruels, the Kinistry not only created
the policy but executed it as well. 1In Colombla, however, the Ministry
created the policy, but Lndividual states {and private schools) executed it.
A major distinction between the two Systeas, then, was the hierarchical
leve) £t which major "action" decisions were made.

fi Yenetuela, the Ministry tended to make policy, procedural, executlive
and, in many cases, routine administrative declsions. This concentration
of ceclsion-making authority had the dysfunctional effects of creating,
anong other things, a decisfonal tise lsg, & rigidity toward change, and
a psychological distance bitween the Ministry and the 1ocal schools, In
an attempt to reduce the:~ and other decisionsl problems, the Ninistry has
delegated decision-maki g suthorlty to Tegional levels. An effort is being
n3de Lo reduce the controls on the decision-making behavior of .egional

officisly,
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Colombia, on the other hund, is attempting to place narrower linits
on the decision-making behavior of regional (stete) officials. An effort
is belng made to force state officials to make decisions which are consistent
with official Ministry ~olicy. The ratlonale is that a strict adherence
to official redagoglcal and adninisrrative policy Is the most effective
means of Systematizing behavior (teacher and adainlstrator) sccording to
patterns which are thought to be necessary {f the aation Is to achieve lts
educational goals.

Both nations are trying to arrive at organizational and administrative
formulss which best support thelr educational goals. The hypotheses impilcit
in the two reforms are quite dissimilar. Startinz from a Fre-reform bace,
Veneruela is hypothesizling that a higher functional autonomy and a lower
system interdependence betveen the parent system and subsystems will result
In reduced unlformity and greater adaptability to local needs. Colombia,
on the other hand, hypotheslzes that lower functional autoromy ars higher
Interdependence between tte pa~=ent Systes and the subsystems will lead to
graater uniformity in behavioral processes resulting in a more systematized
approach to achieving establishcd educational goals.

After the educationa) reforms of the two natlons have been fully
institutionali ed, certsin structural and functiona] similaritles will be
evident. The Ministries of Education will make pedagogical and adalnis-
trativ: policies; however, these pulicies will be executed at lover hierar-
chical levels. In addition, the Ministries will supervise the executlon of

policies and, {f deeped nNtcessary, veto lower level decislons.
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Constraints to “ducational Reform

Change does not come easily. Behavioral patterns maintained and
reinforced by traditional decision-aaking processes always present formidable
barriers to reform. The Venezuelan £nd Colombian attempts will not be
exceptions te the rule. To this point in the paper an attempt has been
nade to demonstrate how the reforms are supposed to resolve de:ision-making
problems inherent in the pre-refcrm systems. The analysis will be more
complete, however, if sone thought is given to the constraints which might
i=pede the smooth and efficlent operation of the educational reforms.

The constraints to te discusscd here represent, by and large, the
writer's perceptions of certain traditional behaviorai patterns in Colombia
and Veneruvelsa. It should be recognized that the writer's personal value
system colors these perceptions. The following potential constraints to
the reforms will be dealt with: (1) political power, (2) career management,

and (3) fiscal management.

Political Powver

In Venezuela (at tho National level) and in Colombis (at the state
level) educational organ.zations were often treated as extensions of
political Institutions. Specific educational decisions were often wade for
good political reasons.

In Colombia, for exmmple, decisions were often made st the state
level to use educational funds for public projects which had greater

visibllity (plus political returns) than educational projects. Also,
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M nistry officials vere suspicious (and st the same time powerless to act)
when large numbers of teachers were hired by state governments irpedistely
prior to elections. When this situation occurred, there +8s reasonable
assurance that the new "teachers' would be on the streets organizing volers
rather than in the c¢lassro.ms organizing children.

In Veneruela, the hiring and promotion decisions favored individuals
of the same political persuasion as the party in power. In every community,
no matter how tiny, there is st least one teacher; and he might be the only
public official in the area. In poor aress the teacher stands out as s
learned individual who commands respect, and his presence at the grassroots
level can contribute to the politicsl party's power bese,

As reported earlier, decislon-making authority was centralized and
concentrated st the Ministry tevel in Venezuela snd st the state level in
Colombia. The reforn movements will alter the traditional focus of decision-
making suthority in both countries. The change will affect the educaticaal
l_s__\illg__thgmlluul institutions and thereby creating & potential dang..
to the reforms, If the political parties feel their pover is threatened
seriously by the loss of control of the educationsl crpunization as 8
power base, a sustained drive might be made to reestablish the pre-reforn

decision.making patterns.

Career Managewent
A second constraint which might impede the change process can be

characterized as career mansgement decision-making. Skilled and knowledg-
abta educators are scarce in Venervela and folombia, Because authority
and resporsibility ara being delegated to regionsl levels in Venercela and

the Colombian Minlstry policy requires the creatfon of new supervisory
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positions at tic ..cal level, individrals with a hlgher level of training
ind experience wlll be required to move to outlying geographical areas
(away from Caracas in Venezuela and the state capital cities in Colombia).

However, 1iving and working In the capital <ity have always been
thought of as status rewards for publle officlals. Also, the persenal and
faally conforts efforded by the capital clty are rarely duplticated in out-
lying areas, In both countrles qua)ified Individuals may resist (if not
Teject) any career ranagement declsion to move them Into regional or local
positlons cutslde tie canltal cltles.

The yeform movements will be serlously threatened Llf some form of
reward system is not created to overcome the reluctance of competent edu-
catlonal officlals t¢ leave the capital clties. The writer is unaware of

any such ruward system helng built Into the reforms.

Fiscal Management

Under the Yenezuelar reform, budget management wlll be practlced for
the first tlme at the reglonal level. Controlling the allocatlon >f human
and materlal resources from the reglonal level will slgnal a dramatic dewn-
ward shift of executive authority from the Mlnistry level. The loss of
control over expendltures by offlcials at the Ministry level may be viewed
by some as a loss of personal power. As a result, a tendency to support
officaall) “ur resist unofficlelly (perhaps unconsclously) might foster
a behavioral pattern which Impedes the srocess of change.

A danger to the Colombian reform wlll exlst {f the Minlstry loses
its resolve to enforce strictly the budgetary constraints placed on the

states by the FER contracts. If the states violste the condltlon. € the
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contract and are not penalized, the FER ;rogram will be reduc.d quickly
to & meaningless piece of psper. The act of penaliring the states for
violation of tne FER contract will probably be interpreted by the states
as a political decision rather than an educational one. 1f this proves
to be the case, the Ministry will he hesitant to enforce the terms of the
contract out of fear that the political repercussions will have s damaging
effcct on the ongoing activities of the Mini ‘try,

A second dimension of the budget management problem will be fiscal
accountability. In Colosbis, the state educational officials will be requi
to confine their financia) decisions to coaform with Ministry policy. In
Venezuels, financial decisions will be made at regionsl levels for the
firse time.

. e problem of fiscal sccountability is magnified vhen financisl
decision-msking suthority exists st the middle levels in the hierarchy.
More Individuals, for example, are participating in the decision-making
process. Also, no one office maintains all the information necessary to
clearly identify: (1) how priorities have been established, (2) whether or
not the priorities maximize pedsgogical retumns, and (3} whether or not
fiscal decisions are made to adhere to the established priorities.

As middle level officisls go through the learning process required
for these nev responsibilities, a certain degree of inefficiency and waste
will be generated. If this inefficiency and waste is brought to the public
eye, pressures will be brought to tear which call for a return to the pre-
reform dechslon-making patterns.

In short, the planning of a reform and the execution of that reforn

sre two distinct problems. As the architects of change design their
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strategies, they cannot possibly comprehend all of the converging forces
which will seek to retard, If not eliminate, thei: meticulously constructed

programs.

3 At this writing the educational Tefoims sre still in the balance.
Only time will te)l whether or not the commitments to success are strong

enough to counteract the constraints that surround the new programs.
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